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SUBJECT: U.S. POLICY TOWARD USSR AND EASTERN EUROPE 

1 . FOLLOWING IS A NON- VERBATIM SUMMARY OF THE COUNSELOR'S 
DISCUSSION OF THIS SUBJECT TO THE EUR CHIEFS OF MISSION 
MEETING IN LONDON IN MID DECEMBER. IT IS INTENDED FOR YOUR 
BACKGROUND GUIDANCE AND THAT OF YOUR SENIOR STAFF AND IS NOT 
TO BE USED DIRECTLY IN YOUR TALKS WITH HOST GOVERNMENT. 

2. BEGIN SUMMARY. WE ARE WITNESSING THE EMERGENCE OF THE 
SOVIET UNION AS A SUPER POWER ON A GLOBAL SCALE. THIS WILL 
BE A LONG-TERM PROCESS. IT IS A PROCESS THAT IS JUST 
BEGINNING IN GLOBAL TERMS AS THE SOVIETS ARE JUST NOW 
BREAKING OUT OF THEIR CONTINENTAL MOLD. THEY ARE JUST NOW 
DEVELOPING MODALITIES FOR CARRYING OUT SUCH A GLOBAL POLICY. 

3. THE REASON WHY IT IS POSSIBLE FOR THE UNITED STATES AND 
ITS WESTERN EUROPEAN ALLIES TO DEVELOP THE POLICIES THAT 
WILL ALLOW US TO COPE WITH THIS SITUATION IS THAT SOVIET 
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POWER IS DEVELOPING IRREGULARLY. IT IS SUBJECT TO FLAWS 
AND TO REQUIREMENTS WHICH IN SOME CASES ONLY THE OUTSIDE 
WORLD CAN MEET. 
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4. THEIR THRUST AS AN IMPERIAL POWER COMES AT A TIME WELL 
AFTER THAT PERIOD WHEN THE LAST IMPERIAL POWER, GERMANY, 
MADE THE PLUNGE, AND IT HENCE COMES AT A TIME WHEN 
DIFFERENT RULES AND PERCEPTIONS APPLY. THE SOVIETS HAVE 
BEEN INEPT. THEY HAVE NOT BEEN ABLE TO BRING THE ATTRAC- 
TIONS THAT PAST IMPERIAL POWERS BROUGHT TO THEIR CONQUESTS. 
THEY HAVE NOT BROUGHT THE IDEOLOGICAL, LEGAL, CULTURAL, 
ARCHITECTURAL, ORGANIZATIONAL AND OTHER VALUES AND SKILLS 
THAT CHARACTERIZED THE BRITISH, FRENCH AND GERMAN ADVEN- 
TURES. 

5. IN ADDITION, THERE ARE SERIOUS UNDERLYING PRESSURES 
AND TENSIONS IN THE SOVIET SYSTEM ITSELF. THE BASE FROM 
WHICH IMPERIALISM ASSERTS ITSELF HAS SERIOUS PROBLEMS IN 
THE ECONOMIC AND SOCIAL SECTORS. THERE ARE ALSO INTERNAL 
NATIONALIST GROUPS WHICH ARE GROWING. NON-RUSSIAN 
NATIONALIST GROUPS IN RUSSIA ARE GROWING AT A DISPROPOR- 
TIONALLY FASTER RATE, WHICH WILL ADD TO THESE TENSIONS 
IN THE BASE WHENCE SPRINGS SOVIET IMPERIALISM. 

6. THE SOVIETS HAVE BEEN PARTICULARLY UNSKILLED IN 
BUILDING VIABLE INTERNATIONAL STRUCTURES. THEY HAVE 
NOTHING APPROACHING THE EUROPEAN COMMUNITY OR THE MANY 
OTHER SUCCESSFUL WESTERN INSTITUTIONS. IN EASTERN EUROPE 
PARTICULARLY, THE SINGLE MOST IMPORTANT UNIFYING FORCE 

IS THE PRESENCE OF SHEER SOVIET MILITARY POWER. THERE 
HAS BEEN NO DEVELOPMENT OF A MORE VIABLE, ORGANIC 
STRUCTURE. IF ANYTHING, THE LAST THIRTY YEARS HAVE 
INTENSIFIED THE URGES IN EASTERN EUROPEAN COUNTRIES FOR 
AUTONOMY, FOR IDENTITY. THERE HAS BEEN AN INTENSIFI- 
CATION OF THE DESIRE TO BREAK OUT OF THE SOVIET STRAIT- 
JACKET. THIS HAS HAPPENED IN EVERY EASTERN EUROPEAN 
COUNTRY TO ONE DEGREE OR ANOTHER. THERE ARE ALMOST NO 
GENUINE FRIENDS OF THE SOVIETS LEFT IN EASTERN EUROPE, 

EXCEPT POSSIBLY BULGARIA. 

7. THE SOVIETS' INABILITY TO ACQUIRE LOYALTY IN EASTERN 
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EUROPE IS AN UNFORTUNATE HISTORICAL FAILURE BECAUSE 
EASTERN EUROPE IS WITHIN THEIR SCOPE AND AREA OF NATURAL 
INTEREST. IT IS DOUBLY TRAGIC THAT IN THIS AREA OF 
VITAL INTEREST AND CRUCIAL IMPORTANCE IT HAS NOT BEEN 
POSSIBLE FOR THE SOVIET UNION TO ESTABLISH ROOTS OF 
INTEREST THAT GO BEYOND SHEER POWER. 

8. IT IS, THEREFORE, IMPORTANT TO REMEMBER THAT THE 
MAIN, IF NOT THE ONLY, INSTRUMENT OF SOVIET IMPERIALISM 
HAS BEEN POWER. 

9. THE REASON WE CAN TODAY TALK AND THINK IN TERMS OF 
DEALING WITH SOVIET IMPERIALISM, OUTSIDE OF AND IN 
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ADDITION TO SIMPLE CONFRONTATION, IS PRECISELY BECAUSE 
SOVIET POWER IS EMERGING IN SUCH A FLAWED WAY. THIS 
GIVES US THE TIME TO DEVELOP AND TO REACT. THERE IS NO 
WAY TO PREVENT THE EMERGENCE OF THE SOVIET UNION AS A 
SUPERPOWER. WHAT WE CAN DO IS AFFECT THE WAY IN WHICH 
THAT POWER IS DEVELOPED AND USED. NOT ONLY CAN WE 
BALANCE IT IN THE TRADITIONAL SENSE BUT WE CAN AFFECT ITS 
USAGE - AND THAT IS WHAT DETENTE IS ALL ABOUT. 

10. IT IS OFTEN ASKED HOW DETENTE IS DOING. THE QUESTION 
ITSELF EVADES THE CENTRAL ISSUE WE ARE TRYING TO POSE. 

THAT IS, WHAT DO YOU DO IN THE FACE OF INCREASING SOVIET 
POWER? WE WILL BE FACING THIS INCREASED POWER IF OUR 
RELATIONSHIP WITH THE RUSSIANS IS SWEET OR OUR RELATION- 
SHIP WITH THE RUSSIANS IS SOUR. THE DAY WHEN THE U.S. 

COULD CHOOSE ITS PREFERENCES FROM TWO ALTERNATIVES IS 
OVER: THAT IS, TURNING OUR BACK ON THE WORLD - USUALLY 
BEHIND THE PROTECTION OF ANOTHER POWER LIKE THE BRITISH 
NAVY - OR CHANGING THE WORLD. THAT CHOICE NO LONGER 
EXISTS FOR US. THERE IS TOO MUCH POWER IN THE WORLD FOR 
US TO IGNORE, NOT JUST THE SOVIETS, BUT OTHER INDUSTRIAL 
POWERS, RAW MATERIAL PRODUCERS, AND EVEN THE COMBINED 
POLITICAL POWER OF THE DWARF STATES. NOR DO WE TODAY 
HAVE ENOUGH POWER TO SIMPLY OVERWHELM THESE PROBLEMS. 

1 1 . SO THE SOVIETS WILL BE SEEN AND HEARD ON THE WORLD 
STAGE NO MATTER WHAT WE DO. THEREFORE, THE QUESTION OF 
WHETHER OR NOT DETENTE IS UP OR DOWN AT A PARTICULAR 
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MOMENT IS LARGELY IRRELEVANT. WE AMERICANS LIKE TO KEEP 
SCORE CARDS, BUT THE HISTORIC CHALLENGE OF THE SOVIET 
UNION WILL NOT GO AWAY AND THE PROBLEM OF COPING WITH 
THE EFFECTS OF THAT GROWING SOVIET POWER ALSO WON'T GO 
AWAY. WE DON'T HAVE ANY ALTERNATIVE EXCEPT TO COME TO 
GRIPS WITH THE VARIOUS FORMS OF POWER WHICH SURROUND US 
IN THE WORLD. WE HAVE TO GET AWAY FROM SEEING DETENTE AS 
A PROCESS WHICH APPEASES OR PROPITIATES SOVIET POWER. WE 
HAVE TO SEE OUR TASK AS MANAGING OR DOMESTICATING THIS 
POWER. THAT IS OUR CENTRAL PROBLEM IN THE YEARS AHEAD, 
NOT FINDING AGREEMENTS TO SIGN OR ATMOSPHERES TO IMPROVE, 
ALTHOUGH THOSE HAVE SOME EFFECT. OUR CHALLENGE IS HOW 
TO LIVE IN A WORLD WITH ANOTHER SUPER POWER, AND ANTICI- 
PATE THE ARRIVAL OF A THIRD SUPER POWER, CHINA, IN TWENTY 
YEARS OR SO. 

12. THE DEBATE IN THE UNITED STATES ON DETENTE IS ILLUS- 
TRATED BY COMMENTS THAT SOVIET TRADE IS A ONE-WAY STREET. 

IT SFEMS THAT TODAY YOU CAN T JUST GET PAYMENT FOR THE 
GOODS YOU SELL - YOU MUST GET JEWISH EMIGRATION, OR ARMS 
RESTRAINT, OR ANY NUMBER OF OTHER THINGS. 
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13. OUR EUROPEAN FRIENDS HAVE EXTENDED CONSIDERABLE CRE- 
DIT TO THE SOVIETS AND EASTERN EUROPEAN COUNTRIES, WHITE 
THE US DOES NOT EXTEND LINES OF CREDIT BUT RATHER APPROVES 
FINANCING ON THE BASIS OF EACH PROJECT. THAT FEATURE 
GIVES US SOME CONTROL OVER THE DIRECTION OF SOVIET 
ECONOMIC DEVELOPMENT. THE EUROPEANS HAVE SURRENDERED ON 
THIS POINT. WHILE NOT FALLING INTO THE TRADE TRAP, WE 

HAVE SEEN TRADE AS A SET OF INSTRUMENTALITIES TO ADDRESS 
THE SET OF PROBLEMS WE FACE WITH THE SOVIETS. WE HAVE TO 
FIND A WAY TO DEVELOP A COHERENT TRADE STRATEGY THAT GOES 
BEYOND THE COMMERCIAL VIEWS OF INDIVIDUAL FIRMS. 

14. THE GRAIN AGREEMENT IS A GOOD BUT NARROW EXAMPLE OF 
WHAT I AM TALKING ABOUT. THE SOVIETS WERE FORCED TO AC- 
CEPT THAT THEY NEED SUBSTANTIAL IMPORTS FROM THE UNITED 
STATES. THAT GIVES US LEVERAGE, BUT ONLY IF IT IS DONE 
WITHIN A COHERENT FRAMEWORK OF POLICIES TO ACHIEVE 
CERTAIN OBJECTIVES. MFN HAS 
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BEEN CONSIDERED A CONCESSION TO THE USSR, AND IN A SENSEE 
IT IS. THE SOVIETS DON'T LIKE PAYING INTEREST - THEY 
PREFER TO EARN THEIR WAY AS THEY GO. IF THIS IS AN 
ACCURATE ASSESSMENT, THEN WITH MFN AND CREDIT POLICIES WE 
CAN GET THE USSR TO BE COMPETITIVELY ENGAGED IN OUR US 
MARKETS. IF DONE SKILLFULLY, THIS FORCES THEM TO MEET 
THE REQUIREMENTS OF THE SOPHISTICATED US MARKET. MFN 
ENTRY INTO US MARKETS CAN HAVE AN IMPACT ON SOVIET 
BEHAVIOR. THIS IS NOT A TRIVIAL MATTER. 

15. IT IS IN OUR LONG-TERM INTERESTS TO USE THESE 
STRENGTHS TO BREAK DOWN THE AUTARKIC NATURE OF THE USSR. 
THERE ARE CONSUMER CHOICES BEING MADE IN THE USSR THAT, 
ALTHOUGH MORE BELOW THE SURFACE THAN THOSE IN THE UNITED 
STATES, CAN BE EXPLOITED. THIS IS JUST ONE ILLUSTRATION. 

THERE ARE MANY ASSETS IN THE WEST IN THIS AREA AND INSTEAD 
OF LOOKING AT THEM AS JUST COMMERCIAL SALES, WE NEED TO 
BE USING THEM TO DRAW THE SOVIET UNION INTO A SERIES OF 
DEPENDENCIES AND TIES WITH THE WEST. IT IS A LONG-TERM 
PROJECT. 

16. WHEN WE LOST THE MFN BATTLE WITH CONGRESS, WE LOST OUR 
ABILITY TO IMPOSE A DEGREE OF DISCIPLINE ON THE SOVIET 
UNION AS WE WERE ABLE TO DO IN THE CASE OF THE GRAIN DEAL. 
THIS IS THE REAL TRAGEDY OF LOSING THAT TRADE ISSUE. IN 

THE LONG TERM, WE HAVE SUFFERED A SETBACK. 

17. WITH REGARD TO EASTERN EUROPE, IT MUST BE IN OUR 
LONG-TERM INTEREST TO INFLUENCE EVENTS IN THIS AREA - 
BECAUSE OF THE PRESENT UNNATURAL RELATIONSHIP WITH THE 
SOVIET UNION - SO THAT THEY WILL NOT SOONER OR LATER 
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EXPLODE, CAUSING WW III. THIS INORGANIC, UNNATURAL 
RELATIONSHIP IS A FAR GREATER DANGER TO WORLD PEACE THAN 
THE CONFLICT BETWEEN EAST AND WEST. THERE IS ONE QUALIFI- 
CATION TO THIS STATEMENT. IF WESTERN EUROPE BECOMES SO 
CONCERNED WITH ITS ECONOMIC AND SOCIAL PROBLEMS THAT AN 
IMBALANCE DEVELOPS, THEN PERHAPS THE DANGERS TO THE UNITED 
STATES' INTERESTS WILL BE ENDANGERED BY THE SIMPLE CHANGE 
IN THE BALANCE OF POWER. 

18. SO, IT MUST BE OUR POLICY TO STRIVE FOR AN EVOLUTION 
SECRET 
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THAT MAKES THE RELATIONSHIP BETWEEN THE EASTERN EUROPEANS 
AND THE SOVIET UNION AN ORGANIC ONE. ANY EXCESS OF ZEAL 
ON OUR PART IS BOUND TO PRODUCE RESULTS THAT COULD REVERSE 
THE DESIRED PROCESS FOR A PERIOD OF TIME, EVEN THOUGH THE 
PROCESS WOULD REMAIN INEVITABLE WITHIN THE NEXT 100 YEARS. 
BUT, OF COURSE, FOR US THAT IS TOO LONG A TIME TO WAIT. 

19. SO, OUR POLICY MUST BE A POLICY OF RESPONDING TO THE 
CLEARLY VISIBLE ASPIRATIONS IN EASTERN EUROPE FOR A MORE 
AUTONOMOUS EXISTENCE WITHIN THE CONTEXT OF A STRONG SOVIET 
GEOPOLITICAL INFLUENCE. THIS HAS WORKED IN POLAND. THE 
POLES HAVE BEEN ABLE TO OVERCOME THEIR ROMANTIC POLITICAL 
INCLINATIONS WHICH LED TO THEIR DISASTERS IN THE PAST. 

THEY HAVE BEEN SKILLFUL IN DEVELOPING A POLICY THAT IS 
SATISFYING THEIR NEEDS FOR A NATIONAL IDENTITY WITHOUT 
AROUSING SOVIET REACTIONS. IT IS A LONG PROCESS. 

20. A SIMILAR PROCESS IS NOW GOING ON IN HUNGARY. JANOS 
RADAR'S PERFORMANCE HAS BEEN REMARKABLE IN FINDING WAYS 
WHICH ARE ACCEPTABLE TO THE SOVIET UNION WHICH DEVELOP 
HUNGARIAN ROOTS AND THE NATURAL ASPIRATIONS OF THE PEOPLE. 
HE HAS CONDUCTED A NUMBER OF EXPERIMENTS IN THE SOCIAL AND 
ECONOMIC AREAS. TO A LARGE DEGREE HE HAS BEEN ABLE TO DO 
THIS BECAUSE THE SOVIETS HAVE FOUR DIVISIONS IN HUNGARY 
AND, THEREFORE, HAVE NOT BEEN OVERLY CONCERNED. HE HAS 
SKILLFULLY USED THEIR PRESENCE AS A SECURITY BLANKET FOR 
THE SOVIETS, IN A WAY THAT HAS BEEN ADVANTAGEOUS TO THE 
DEVELOPMENT OF HIS OWN COUNTRY. 

21. THE ROMANIAN PICTURE IS DIFFERENT AS ONE WOULD EXPECT 
FROM THEIR DIFFERENT HISTORY. THE ROMANIANS HAVE STRIVEN 
FOR AUTONOMY BUT THEY HAVE BEEN LESS DARING AND INNOVATIVE 
IN THEIR DOMESTIC SYSTEMS. THEY REMAIN AMONG THE MOST 
RIGID COUNTRIES IN THE INTERNAL ORGANIZATION OF THEIR 
SYSTEM. 

22. WE SEEK TO INFLUENCE THE EMERGENCE OF THE SOVIET 
IMPERIAL POWER BY MAKING THE BASE MORE NATURAL AND ORGANIC 
SO THAT IT WILL NOT REMAIN FOUNDED IN SHEER POWER ALONE. 

BUT THERE IS NO ALTERNATIVE OPEN TO US OTHER THAN THAT OF 
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INFLUENCING THE WAY SOVIET POWER IS USED. 
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23. FINALLY, ON YUGOSLAVIA. WE AND THE WESTERN EUROPEANS, 
INDEED THE EASTERN EUROPEANS AS WELL, HAVE AN INTEREST 
WHICH BORDERS ON THE VITAL FOR US IN CONTINUING THE 
INDEPENDENCE OF YUGOSLAVIA FROM SOVIET DOMINATION. OF 
COURSE WE ACCEPT THAT YUGOSLAV BEHAVIOR WILL CONTINUE 
TO BE, AS IT HAS BEEN IN THE PAST, INFLUENCED AND CON- 
STRAINED BY SOVIET POWER, BUT ANY SHIFT BACK BY YUGOSLAVIA 
INTO THE SOVIET ORBIT WOULD REPRESENT A MAJOR STRATEGIC 
SET-BACK FOR THE WEST. SO WE ARE CONCERNED ABOUT 

WHAT WILL HAPPEN WHEN TITO DISAPPEARS, AND IT IS WORRYING 
US A GOOD DEAL. 

24. SO OUR BASIC POLICY CONTINUES TO BE THAT WHICH WE HAVE 
PURSUED SINCE 1948-49, KEEPING YUGOSLAVIA IN A POSITION 

OF SUBSTANTIAL INDEPENDENCE FROM THE SOVIET UNION. NOW 
AT THE SAME TIME WE WOULD LIKE THEM TO BE LESS OBNOXIOUS, 
AND WE SHOULD ALLOW THEM TO GET AWAY WITH VERY LITTLE. 
WE SHOULD ESPECIALLY DISABUSE THEM OF ANY NOTION THAT 
OUR INTEREST IN THEIR RELATIVE INDEPENDENCE IS GREATER 
THAN THEIR OWN AND, THEREFORE, THEY HAVE A FREE RIDE. 

END SUMMARY. 

KISSINGER 

SECRET 
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